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INTRODUCTION

In recent years we have ejq^erienced a tremendous increase in
the public's awareness of the Forest Service's land management prac
tices.

This interest has taken many forms from the Pxablic Land Law

Review Commission's report on "One Third of the Nation's Land,^ to
the Forest Service's reports on "Management Practices on the Bitter2
3
root National Forest" and on "Forest Management in Wyoming" to the
4
Bolle report entitled "A University View of the Forest Service."
But, in nearly every case, the primajry forces of attention has been
on the organization's programs, objectives and policies.

In short,

it has been on the siibject of forest policy.
In order for us to start from a common basis, it is necessary
to define this term.

Worrell starts by first defining the term

"policy" as "a settled course of action adopted and followed by soci5
ety".

And the term "forest policy" is defined by the Society of

%ijblic Land Law Review Commission. One Third of the Nation's
Land (Washington, D.C.: Government Printing Office, 1970).
2

U.S., Department of Agriculture, Forest Service, Management
Practices on the Bitterroot National Forest (Ogden, Utah: Armed Forces
Printing Service, 1970).
3
U.S., Department of Agriculture, Forest Service, Forest Manage
ment in Wyoming (Ogden, Utah: Armed Forces Printing Service, 1971).
4
U.S., Congress, Senate, A University View of the Forest Ser
vice, S. Doc. 91-115, 91st Cong., 1st sess., 1970.
5
Albert C. Worrell, Principles of Forest Policy, (New York:
McGraw-Hill Book Co., 1970), p. 145.

2

American Foresters as "that branch of forestry concerned essentially
with the social and economic aims underlying forest management and
0
forestry development".
This brings us to the siibject matter of this paper - forest
policy and its relationship to the timber management program of the
U.S. Forest Service in Region I.

The purpose is to explore the ob

jectives and policies that this Region has for the development of
its timber management program.

We will develop this paper by:

(1)

discussing the role of objectives in forest policy and the criteria
that can be used to evaluate a forest program, (2) identifying the
National objectives and policies and the Regional policy for the
timber management program, (3) defining the Regional objective under
lying this program, and (4) discussing the consequences involved in
defining the Regional objective in this manner.

^F. C. Ford-Robertson, ed., Terminology of Forest Science
Technology Practice and Products (Washington, D.C.: Society of
American Foresters, 1970), p. 109.

CHAPTER 1

OBJECTIVES AND CRITERIA

Since the term "objective" is such a key element in the
development of this paper, it is necessary to define this term so
that we can all start from a common basis.
Webster defines objective as "an end toward which efforts
1
are directed."

This short and deceptively simple definition lies

at the heart of all policy decisions and of all policies, because
without clearly defined and explicitly stated objectives, it is al
most impossible to understand the goals that one is

attempting to

accomplish.
A few examples will illustrate some of the problems a per
son can get into when dealing with objectives and policies.

On an

individual, personal basis, a person may decide to buy a new car.
This is his objective - his goal.

In this simple example, he may

have to adopt only one policy - a settled course of action - to at
tain his goal.

His policy may be to save 5 percent of his weekly

income for a down payment.
On a more complex question, while still remaining on a per
sonal level, a person may decide that his objective is to complete
a college degree.

The policies that he adopts to attain this goal

Webster's Third New International Dictionary, 1959.
3

4

may be varied and far-reaching. For example, he may:

(1) adopt a

policy of minimizing expenses and saving as much as possible from
his income, (2) seek and accept sTommer employment at a lower rate
of pay, in order to get professional experience, (3) decide against
marriage until after graduation, (4) decide to forego purchasing a
vehicle until after graduation.
As you can easily see, in both of these cases, one clearly
and explicitly stated goal led this individual to the policy deci
sion.

The point to be made here is that each policy is easily iden

tified with the original objective, and that one objective may re
sult in several different policies.
This problem of identifying and evaluating objectives and
the resulting policies becomes infinitely more complex when you
leave the personal level and move to the national - societal level.
For example, the US Forest Service published a composite of its
objectives and policies in a booklet entitled "Framework for the
Future".
One of the objectives that they have identified is to "en
courage the growth and development of forestry-based enterprises
that readily respond to consumers' changing needs."
for a moment and examine this objective.

Let us stop

It is not a clear and

ej^licit statement of exactly what they are attempting to accomp
lish.

In fact, it is obscure enough that it could lead to a diff-

2U.S., Department of Agriculture, Forest Service, Framework
for the Future (Washington, D.C.: Government Printing Office, 1970),
p. 9.
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erent interpertation by nearly every reader.

And what is even more

important is the range of these different interpertations:

from pat

ting the local mill owner on the back and telling the community what
a fine job he is doing, to taking explicit action to insure that the
timber industry has a long term, low cost supply of logs.

In addi

tion to this, there is an implicitly held assumption behind this ob
jective - that the changing consumer needs can best be met by the
forest-based industry.
Let us then examine the policies that they propose to imple
ment this objective:

(1) foster competition and efficiency in the

industries that channel forestry-based services, uses, and products
to the consumer, (2) place a high value on the adequacy to the consiamer of forestry products and services.

3

As we have stated previously, if the objectives are not
clear and explicit, the policies will not be either. This is ex
actly what has happened in this case.

The first policy statement

is very obscure in that it does not tell us exactly what they are
going to do to promote their stated objective.

One can not be sure

whether they are going to raise stumpage prices in order to pro
mote more efficiency in the industry, or lower stximpage prices in
order to promote more competition from small mills.

However, all

of this is understandable in view of the stated objective.
The second policy is even worse because it is basically unintelligable to the average reader.

^Ibid.

So what if we do "place a high

6

value on the adequacy ... of forestry products and services"! What
does that tell us to do?

How can we make operational decisions bas

ed on that kind of policy?
This example was introduced, not to castigate the Forest
Service, but;to illustrate the kinds of problems that one can get
into in the policy field when one does not have clearly stated ob
jectives.

Worrell discussed this problem when he stated:

The objectives of forest policy are often not clearly
stated and probably in many cases are not even clearly known.
We do not always go through a logical process of reasoning
from ends to means in the development of forest policies.
This cannot be entirely overcome. . . .
But confusion about objectives leads to many difficul
ties and it is desireable that the objectives of forest
policies and of other policies which affect or conflict
with them be made as explicit as possible.^
This statement siimmarizes the difficulties involved in stat
ing objectives, and the important role that objectives play in poixcy fooTia-tion •
After the objectives have been determined, the next step is
to develop policies to implement these objectives. It is not with
in the scope of this paper to discuss the process of policy forma
tion; thus, we will take it for granted that suitable policies will
be developed to implement the objectives.
After a policy, or a series of policies have been developed,
the next question is:

how do we evaluate these policies?

The answer

is that "a policy is a means to some end or ends, and its effec-

'^Albert C. Worrell, Principles of Forest Policy (New York:
McGraw-Hill Book Co., 1970), p. 12.
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tiveness can only be judged in terms of these ends."^

Thus we de

velop standards or criteria that will measure the quality of a po
licy in terms of the objective.

The purpose of criteria is de

scribed by Worrell in the following statement:
Criteria are needed for three fairly distinct purposes
in connection with forest policy: for choosing between ob
jectives, for choosing between course of action, and for
choosing the effectiveness of courses actually followed.^
There is one point that is extremely important when using
criteria to evaluate a policy, and it is that in every evaluation
we must look far enough toward the ultimate objective so that we
can be sure that the evaluation is in terms of the real objective,
7
and not just the surface manifestations.
Now let us define the different types of criteria that can
be used in evaluating a policy.
vided into five major areas:

Basically, the criteria can be di

legal-political, technological, en

vironmental and ecological, economic, and social.
Legal-political. — The legal requirements or constraints on
management alternatives are established formally by law or statute,
and policy must conform to these specifications.

There are, however,

no such clearcut guidelines for developing the political aspects of
this criteria.

It centers around the concept of "public interest",

which, as any first year political scientist will tell you, is ex
tremely difficult to define.

^Ibid.

p. 11.

^Ibid.

p. 39.

^Ibid.

p. 226,

However, if we do not get bogged down

8

in the theory? the concept of "public interest" is an important and
necessary criterion.
Secretary of Agriculture Wilson, in 1905, s\ammed this up
when he wrote Gifford Pinchot stating that "all land is to be devot
ed to the most productive use for the permanent good of the whole
O
people."

Thus the pioblic has always had a right to a voice in the

policy formation process.

Therefore, our political criterion for

evaluating a policy must be:

have all the public had an adequate

opportunity to participate in the policy formation process and, have
the various opinions of the piiblic been utilized in the development
of the policy?
Technological. — The essence of this criterion can be siammed
up in these questions.

Is there adequate technology to support the

policy that we are considering, or to put it in another way, does the
lack of advanced technology restrict the application of the policy?
Thus, in the consideration of any policy, we must know what the tech
nological constraints are, and if they are limiting, we must modify
the policy in order to reduce their impact.
Environmental and Ecological. — Worrell suggests that there
are essentially two criteria that should be applied, in this area.
The first one revolves around the concept of a "critical zone", which
he defines as an area where a certain amount of disturbance would "touch
9
changes in the environment which could not later be reversed."

®Samuel Trask
Dana, Forest and Range Policy (New York:
McGraw - Hill Book Co., 1956), PP. 142 - 43.
9
Worrell, p. 55.

9

Given this definition, the first criterion that he proposes as a mini
mum is that the policy "must not disturb any other affected ecosystem
enough to push them into the critical zone."^^

The second criterion

applies to all areas that are not in or near this critical zone, and
it is as follows:

"we should choose that policy which will disturb

the existing balance the least.Thus we have established two rath
er specific criteria for the evaluation of forest policy.
Economic. — The criterion is based on the concept that any
productive "economic activity produces benefits in the form of goods
and services and involves costs in the form of materials consumed and
the time of productive factors diverted from other useful employment."12
Thus the primary economic problem in forest policy is twofold:

(1)

the problem of allocating the existing forest resources to satisfy the
demands for goods and services, and (2) the problem of defining the
optimum level of management, in terms of capital and labor expenditure,
for the forest resource.

Fortunately, economists have developed

some useful tools that can be applied to these two questions.

One of

these tools is cost-benefit analysis, which allows us to quantify all
of the benefits of a proposed action, and compare these with all of
the costs of that action.

In this case we have an obvious minimum

criterion, because "an activity should not be undertaken unless its to-

lOlbid.
^^Ibid.
^^Ibid.

p. 42.

^^Ibid.

p. 41.
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tal benefits will exceed its total costs.
Duerr suggests another economic tool that is frequently appli
ed to forestry practices, and it is the concept of alternative rate of
return on investment.

In the application of this tool, an organiza

tion establishes what it considers as its best possible alternative
return on investment e.g. securities, insured savings, bonds.

This

interest rate then becomes the minimum acceptable rate, or the target
rate with which to evaluate all other investment possibilities.

The

proposition here is that a policy must yield a rate of return equal
to or greater than the target rate before it can be considered.
For piiblic forestry organizations, Duerr suggests that the ap
propriate rate of return should be based on the fiscal policy of the
government e.g. the interest rate on the National debt.^®

This rate

1n
of interest is presently 5.3 percent.
XI
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estry organizations is to attempt to maximize the cost benefit ratio,
or the rate of return on investment.

This is not the intent of this

section because, if you will recall, we have stated that the above two
criteria are only minim\am limits for investment.

This brings us to

the question of how can we choose between policy alternatives that are

^^Ibid.

p. 42.

15William A. Duerr, Fundamentals of Forest Economics (New York:
McGraw - Hill Book Co., I960}, p. 147,
^^Ibid.

p. 150.

17Executive Office of the President, Office of Management and
Budget, The U.S. Budget in Brief, FY 1973 (Washington, D.C.: Govern
ment Printing Office, 1972), p. 68 s 81.
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above those limits.

The economists have developed a tool to assist us

in that selection, and it is called welfare economics.

Using this as

our criterion, our purpose is to select the "arrangement of the econo
mic universe that is best in terms of the welfare of the members of
society."18

The results that we get from applying this concept is

that:
All possible effects on total welfare are being considered.
Cost has become the total alternative cost; that is what
must be given up somewhere else in order to car2:y out the
action being considered. And the comparisons are in terms
of welfare rather than money or other physical units.
This criterion is much less definitive than the others, because of the
numerous variables and intangibles that must be considered

However,

its strength lies in the fact that you must broaden the scope of your
investigation to analyze the total economic effects of the policy, not
just the immediate cash flow.
Social. — We shall develop this criterion on two different
levels - ideological and community.

Worrell provides us with the ideo

logical basis by citing three separate criteria:
The criterion of freedom to realize desires serves as a use
ful limitation on the idea of producing a maximum value of
goods and services and at the same time broadens our concept
of the relation between forest resources and people. The
criterion of equality tells us that people must not be given
different consideration in forest policies because of diff
erences in wealth, power, origin, place of residence, or
other factors which have nothing to do with whether they are
affected by the policies in question or not. The criterion
of appropriate inclusion serves to include all who are af-

^^Worrell, p. 47
^^Ibid,
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fected by a policy but at the same time limits consideration
to those who are affected.
The problem with these criteria is that they are too loose - to gen
eral to be applied on an operational basis in the evaluation of pol
icy, e.g. how would one define the term "those who are affected?";
how can one exclude someone who is "not affected" by the management
of the public's land?
This problem of ambiguity leads us directly to our second
social criterian - the community - in search of a more concrete basis
for evaluating policy.

We will find the basis for this criterion in

our previous discussion on welfare economics.

If one will recall,

we stated that the purpose of welfare economics was to "find that
arrangement of the economic universe that is best in terms of the
welfare of the members of society. 01

Now, if we modify this by

removing the economic constraints, we are then concerned only with
finding the arrangement that is best in terms of the total welfare
of the members of society.
The criteria for implementing this concept, on a community
level, would include, but not to limited to the following:

(1) the

adjustment of the economy, (2) the level of unemployment, (3) the
quality of life in terms of reduced air and water pollution, aesthe
tics, and environmental degradation, and (4) supply of raw materials,
e.g. timber, etc. While these criteria are not as specific and defini20

Ibid,

^^Ibid.

pp. 52 - 3.
p. 47.
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tive as we would like, one cannot underestimate the importance of
this concept, because every factor mentioned has a direct effect on
all the individuals within a community.
This completes our discussion of the criteria for evaluating
forest policy, but there is still one more aspect to criteria that
we need to investigate.

It is possible to have a policy that will

meet or exceed all of the criteria that we have listed, but it may
be impossible to implement.

It is also possible to have two or more

policies that will accomplish the same objectives.

Thus we have de

veloped two standards with which to evaluate a series of policy al
ternatives-—they are effectiveness and efficiency.

The criterion

of effectiveness is designed to ask two questions:

Does it do what

it was set up to do? and "how effective is this policy, program, or
organization for doing what it was set up to do?"22

The answers to

these two questions will identify for us any program that is an ab
solute failiire, and it will provide us with a yardstick for compar
ing several policy alternatives.
The standard or criterion of efficiency is based on the con
cept that for every benefit produced there are certain costs incur
red. The criteria are "to produce a given benefit at a minimimi cost
23
or to derive a maximimi benefit from a given cost."

The applica-^

tion of this criterion will tell us which policy alternative will
22Ibjd,. p, 228
^^Ibid.

pp. 229-30.
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get the job done at the least cost.
A word of caution is necessary at this point because, one can
only apply these two standards to policy alternatives that have success
fully passed the above five criteria. Thus, prior to selecting the
maximuin benefits/least cost alternative under the criteria of effec
tiveness and efficiency, one has already taken into consideration the
social and political effects.
This concludes our discussion of the criteria for evaluating
policy»

The intention in presenting this material in this sequence

and manner is to establish a method of approach that can be used to
evaluate forest policy.
this paper.

This is the approach that we will utilize in

CHAPTER 2

FOREST SERVICE TIMBER MANAGEMENT
POLICIES AND OBJECTIVES

On February 1, 1905, the organization that is know today as
the US Forest Seirvice was transferred from the Department of Interior
to the Department of Agriculture.

On that very day. Secretary Wilson

stated, in a letter to Gifford Pinchot, the principles that were to
be used in the management of the forest reserves.

One of these prin

ciples was that "all the resources of the reserves are for use, and
that this use must be brought about in a thoroughly prompt and busi
nesslike manner, under such restrictions only as will insure the per1
manence of these resources."

This principle and the others stated

in that letter have played an extremely important role in the deve
lopment of Federal forest policy since, "they have been followed from
that day to this."
ing manner:

2

Today, that same objective is stated in the follow

"Promote and achieve a pattern of natural resource uses

that will best meet the needs of the people now and in the future."
Now let us concentrate our attention on just one of the forest

^Samuel Trask Dana, Forest and Range Policy (New York:
McGraw - Hill Book Co., 1956), p. 143.
^Ibid.

p. 142.

^U.S. Department of Agriculture, Forest Service, Framework
for the Future (Washington, D.C.: Government Printing Office, 1970),
p. 7.
15
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resources — the timber resource.

Based on that general objective —

that all resources are for the use that will best meet the needs of
the people — the Forest Service has developed over the years a ser
ies of objectives and policies to further implement the use of the
timber resource.

Under their guidance, the timber management pro

gram has undergone tremendous development until by 1969 there was a
total of 11,951 MMBF of timber, valued at $327,944,000, harvested
from National Forest lands.^

In addition, "the timber produced from

these lands is the raw material base for more than a million jobs"
and generates an estimated $15 billion in the Nation's Gross National
Product,^
Given this capsule history of the foundation for forest
policy, and the effect that this type of policy has had on the timber
resource, let us now look in detail at the current objectives and
policies of the Forest Service xn manay'iiiy' ciicic resource.

*x'he ob

jectives of the timber management program are set out in the Forest
Service Manual as follows:
The objective of management of timber on the National
Forests is to grow and harvest timber crops to the best pub
lic advantage in accordance with the purposes for which
National Forests were established and within the principles
of multiple use as authorized and directed under the Multi-

Department of Commerce, Bureau of the Census, Sta
tistical Abstracts of the United States: 1970, 91st edition, Wash
ington, D.C. p. 626,
^U.S., Department of Agriculture, Forest Service, Timber Man
agement for a Quality Environment, Critical Issues Series Report No.
6 (Washington, D.C.: Government Printing Office, 1971), p. 5.
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pie Use—Sustained Yield Act.6
The Manual then goes on to specify the various programs neces
sary to accomplish this goal, as follows:
1.

Obtain periodic inventories of timber volumes, . . .

2.

Preparing and revising practical timber management plans
for each working circle. . . . Each timber management
plan will include a calculation of allowable cut and a
periodic cutting budget.

3.

Develop and maintain a complete transportation system
for each working circle.

4.

Marketing the allowable cut of each working circle.

5.

Using, on each timber sale, only approved silvicultural
and utilization practices designed to maintain the high
est practicable level of production, considering quantity,
quality, other use needs, and economic factors.

6.

Reforesting non-stocked or poorly stocked Forest land,
including tiitiber sale cutover areas, . . .

7.

Maintaining proper stocking and growing conditions in
young stands through timely timber-stand improvement
iri03.sHjrss •

8.

Reducing hazards of loss by fire, wind, insects, and
disease through proper sxlvicultural practices ...7

The Manual continues by specifying the policy of the Forest Service,
to implement these objectives, as follows:
The policy is to manage timber on the National Forest
in accordance with the general objectives of multiple use
management and the specific objectives in the multiple use
management plan for the area involved. To conform with this
policy timber management activities will be coordinated with

®U.S., Department of Agriculture, Forest Service, Forest Ser
vice Manual (Washington, D.C.: Government Printing Office, 1972),
para. 2402. Dated September 1964.
7Ibid. Although these programs are not specified as policies,
that is in effect what they are.

18
Q
all other resource uses and activities.
Given these objectives and policies of the Forest Service at
the national level, let us now take a look at the regional level.

As

of this time. Region 1 has not provided any written guidance as to
modifying the national timber management objectives to meet the spe
cific needs and conditions of this region.®

However, they have develop

ed a series of management directions (policies) concerning the imple
mentation of the national timber management policy.

They are as fol

lows:
1.

Provide optimum timber production from Forests within
the Region commensurate with multiple-use plans. Give
protection to water quality and quantity, soil stability,
scenic beauty, wildlife, etc.

2.

Concentrate intensive silvicultural practices on highquality growing sites consistent with multiple-use prin
ciples.

3.

Create a balance between timber sale programs, protect
ion, regeneration, and silvicultujcal activities.

4.

Promote maximim use of harvested wood fibers and encour
age utilization of materials not now used.

5.

Through State Forester organizations assist state and
private forest managers for greater timber production,
as well as a quality land management job.^®
The Regional Forester Steve Yurich emphasized several of these

^Ibid.

para. 2403.

dated September 1964.

9
The Region 1 Supplement to paragraph 2402 in the Forest Ser
vice Manual, on national objectives and policies, refers the reader
to FSH 2413.11 a & b for the regional timber management objectives
and policies for a working circle. This Handbook is now obsolete.
Department of Agriculture, Forest Service, Northern
Region, Management Direction for the Northern Region (Missoula: Litho
graphed, 1970), p. 13.

19

points in a recent intejrview with the Missoulian, concerning the re
gional timber management program.

He stated that the Region should

strive to move toward a more intensive level of timber management,
and he cited the following as examples of the needs:
We already recognize through capital investments, reforesta
tion, timber stand improvement and other types of cultural
practices you can maintain the cut.
. . . we have somewhere in the neighborhood of 5 million acres
that need precommercial thinning now and have a niimber of
other acres that need commercial type thinning. We also have
a lot of acres that need to be reforested, too.
. . . we could put 10,000 people to work Monday morning if we
had the wherewithal to do it.
Later in the interview he was asked to explain whether his definition
of the "capital investment program" meant that there would be a large
pi±)lic monetary investment for the long-range improvement of the forest
economic situation?

Yurich answered in the affirmative.12

All of Liie iteius tliat he referred to — pre—commercial and
commercial thinning, planting, and long-term capital investment — fall
under the general term of intensive forestry, or an intensive level of
forest management.

Since this seems to be the key to understanding

this Region's policy, let us examine the term in detail.

The Society of

American Foresters defines intensive forestry as:
the practice of forestry so as to obtain a high level of vol
ume and quality of outturn per unit area, through the appli-

^^The Sunday Missoulian, April 16, 1972, p. 33 - 34.
^^ibid.
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cation of the best techniques of silviculture and management.13
The Forest Service amplifies certain portions of this definition by de
scribing the term as including:
timber stand improvement; commercial thinning and salvage;
planting or seeding of productive sites; increased protec
tion from fire, insects, disease, and other destructive
agents; closer utilization of timber in the woods and in
manufacturing plants; increased road access; and greater
research and development efforts to provide knowledge need
ed for more efficient management of forest resources and
improved technology in the wood-using industries.
If you will recall, this definition merely paraphrases the
programs outlined for the accomplishment of our nation timber manage
ment objectives (see page 171.
We have disscussed at some length the objectives and
policies of the Forest Service, both at the National and Region 1
level.

Now, let us examine what effects these policies have had

at the operational level — the forest level.

We shall use as our

guide the Timber Management plans developed by four of the National
Forests in this Region — the Flathead,Kootenai,
13F. C. Ford-Robertson, ed.. Terminology of Forest Science, Tech
nology, Practice and Products (Washington, D.C.: Society of American
Foresters, 1970), p. 143.
14U.S., Department of Agriculture, Forest Service, Meeting Fu
ture Needs for Softwood Lumber and Plywood, Critical Issues Series Re
port No. 5 (Washington, D.C.: Government Printing Office, 1970), p. 7.
15U.S., Department of Agriculture, Forest Service, Northern
Region, Flathead National Forest, Timber Management Plan Flathead Work
ing Circle (Kalispell, Montana: Mimeographed, 1969).
^^U.S., Department of Agriculture, Forest Service, Northern
Region, Kootenai National Forest, Timber Management Plan, Kootenai WorkCircle (Libby, Montana; Mimeographed, 1968).
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Deerlodge,17 and the Helena.1ft

These Forests were selected on the bases

of (1) the timber volume yield (with two of the Forests on the high end
of the regional spectrum, and two at the lower end), and (2) the date of
the timber management plan (with all of the plans developed within two
years of each other) so that they are comparable.
The general timber management base data, from these plans are
summarized on Table 1.

The Forests are listed across the top of the

table in decreasing order, based on the average site index.

One point

that should be noted here is that in the author's opinion much of the
data presented by the Kootenai N. F. is on the conservative side. For
example, the average productivity for the Kootenai — a forest known
for its good timber sites — is much below that of the Helena N. F. which
is generally considered to have difficult growing conditions.

As a

result, in any across the board comparisons, the image presented by
the Kootenai may not represent the actual situation.
Table 2 shows the actual timber management program that each
Forest recommended for the ten year planning period. The cost/acre fig
ures were included to show how the different requirements of the forests
affected their cost predictions.

The forest development or road con

struction costs were included, where applicable, because of the follow
ing statement in the Forest Service Manual:
17U.S., Department of Agriculture, Forest Service, Northern
Region, Deerlodge National Forest, Timber Management Plan, Deerlodge
Working Circle (Butte, Montana: Mimeographed, 1968).
1 ft

U.S., Department of Agriculture, Forest Service, Northern
Region, Helena National Forest, Timber Management Plan, Helena Working
Circle (Helena, Montana: Mimeographed, 1969).

TABLE 1
TIMBER 14ANAGEMENT PLAN BASE DATA

Item

Date of the Plan

Flathead N. F.

Kootenai N. F.

Deerlodge N. F.

FY 70

FY 68

FY 69

Helena N. F.

FY 70

Forest Land (acres)
Total
Commercial
Non-Reserved Commercial
Productivity (cu. ft./acre/yr.)
(weighted average)
Site Index (50 yr. base index)
(weighted average)
Rotation Age (uears)
(weighted average)

2,355,397
1,577,604
1,189,,800

1,812,353
1,741,300
1,675,419

1,339,400
872,300
845,700

1,159,800
711,800
695,800

103.8

79.5

95.7

92.7

65.6

57.6

49.7

48.0

102

110

102

116

Average Annual Cut (MBF)

194,600

237,200

67,000

42,500

Average Annual Regulated Cut (MBF)

186,000

200,000

67,000

40,500

Average Annual Acreage Cut (acres)

16,350

16,600

14,850

6,100

Average Volume (BF)/Acre

11,376

12,048

4,512

6,639

Source:

Adapted from the Timber Management Plans for the Flathead, Kootenai, Deerlodge, and Helena
National Forests.

TABLE 2
PROGRAM ASPECTS OF THE TIMBER MANAGEMENT PLANS^

Kootenai N. F.

Flathead N. F.

Deerlodge N

F.

Helena N. F.

Item
Cost/Acre

Acres

Tota^ Cost

Cost/Acre

Acres

Total Cost

Cost/Acre

Acres

Total Cost

Cost/Acre^

Acres

Total Cost

Timber Stand Improvement
Thinning
Interplanting
Rehabilitation

$30.00

7,500

$225,000

$37 14
35 00
45 00

14 000 $
1 600
1 600

520 000
21 000
72 000

$25 00

3,620

$ 90,500

$ 40.00

370

$ 14,800

40 00

5,500

220,000

100 00

1,115

111,500

450 000
42 000

7 94
40 00

17,000
500

135,000
20,000

40 00
40 00

5,000
1,000

200,000
40,000

0 45

30,000

13,500

0 40

12,000

4,800

Reforestation
Site Preparation
Planting
Stand Examination

25.00
35.00

14,944
800

0.40

20,000

373,600
28,000

45 00
35 00

10 000
1 200

8,000

0 40

40 000

Program Cost

634,600

Forest Development

334,739*^

Annual Program Cost

$969,339

16 000.
1,121 000

$1,121 000

'^Timber Management Plans, Flathead, Kootenai, Deerlodge, and Helena National Forests.
^Cost figures are estimates taken from the Timber Management Plan, Helena National Forest, p. 44 - 45.
^Based on data presented at Budget Planning Session, Flathead National Forest, February 2, 1972.

479,000

371,100

500,000

375,000

$979,000

$746,100
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If transportation facilities, beyond those yet available, are
required they will have to be provided as part of the timberharvesting operation.^®
This concept was also reflected in the timber management plans for the
Helena and Deerlodge National Forests.
The failure to obtain appropriated funds for main access road
construction or a failure to obtain the required right-of-ways
will result in a drastic reduction in the timber sales program.
By fiscal year 1970 the cut will drop (from 42.7 MMBF) to 25
million board feet if the appropriated funds are not forthcom
ing.^®
With no federal road financing, only about 10.0 million board
feet of sawtimber could be sold annually (this is down from
67 MMBF)
These two tables provide us with some insight into the actual
timber management program as it is carried out on the ground.

As you

can see from the data presented, the programs developed by these for
ests call for pre-commercial thinning, site preparation, site reha
bilitation, planting, and appropriated fiinds for road construction,
and are by definition an intensive level of timber management.
Thus we have seen that, at both the Regional level and the For
est level, the policy has been to strive for a more intensive level of
timber management in order to market the maximum allowable cut.
what is the objective behind this policy?

But,

From the information present

ed in this chapter, we are unable to cite a Forest Service statement
answering this question.

However, this does not mean that it is impos-

19Forest Service Manual, para. 2430.2, dated September 1971.
20

Timber Management Plan/ Helena National Forest, p. 37.

21Timber Management Plan, Deerlodge National Forest, p. 31.
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sible to identify the Forest Service's objectives.
subject matter for the next chapter.

This, then is the

CHAPTER 3

THE OBJECTIVE OF THE REGIONAL
TIMBER MANAGEMENT PROGRAM

We have already introduced the problem identifying what the ob
jective is behind the Forest Service's timber management program.

The

question involved here is indeed a serious and important one, for at
least two reasons: (1) the Forest Service is operating a multimillion
dollar program without a clear and explicitly defined statement of its
objectives—and, therefore, it does not have a clear picture of what it
is attempting to accomplish, and (2) one can only evaluate a policy in
terms of its objectives.

Without a clearly defined objective, no yard

stick exists for evaluating the policy.

Thus, if the objective is

indeterminate, one can not evaluate the success or failure of the po
licy, or even know whether the policy is the appropriate response to
the problem.
It should be stated here that the question is not nearly as con
founding as we have indicated up to this point, because we have at
least one set of sideboards that will limit and guide our discussion.
It is the national objective of the Forest Service in its timber manage
ment program. Unless there has been a gross error, the regional objec
tive that we are attempting to identify must be a s\±>set of the above
mentioned national objective.

It is in part as follows:
26

27

The objective of management of timber on the National For
ests is to grow and harvest timber crops to the best pxiblic ad
vantage in accordance with the purposes for which the National
Forests were established. .
We have thus defined the ballpark within, which the regional objective
must lie.

Our job now is to narrow this definition down until it ap

plies to just one specific objective that is adapted to the require
ments of this region.
The procedure that we will follow will be to take the criteria
that we have developed in Chapter 2 and use them to evaluate the re
gional timber management policy that we have already identified — to
strive for a more intensive level of timber management in order to mar
ket the maximum allowable cut.
In this manner, we will be working backwards in order to see
what the application of these criteria to the policy can tell us about
the objective of the Region.

From this we will be able to specifical

ly define the regional timber management objective.
If you will recall, the criteria that we developed for evaluat
ing a policy were:

legal-political, technological, environmental, eco

nomic, and social.

We will discuss each of these, individually, in

turn.
Legal-political. — The legal requirements of these criteria are
satisfied by paragraph 2401 of the Forest Service Manual, which identi
fies nearly three pages of laws and regulations that pertain to the tim-

^U.S., Department of Agriculture, Forest Service, Forest Service
Manual (Washington, D.C.: Government Printing Office, 1972), para. 2402.
Dated September 1964.
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ber management program.

At this time there is no reason to doubt

that the Region has designed its program specifically to meet the
legal constraints imposed by those laws and regulations.
If you will recall, the political aspects of these criteria
involved the identification of "the public interest" and our cri
teria centered around the questions:

have all the public had an

adequate opportunity to participate in the policy formation process;
and have the opinions of the public been utilized in the develop
ment of policy?

Historically, the Forest Service has, in general,

received very low marks when either or both of the above criteria
have been applied to their policies.2

However, this situation is

rapidly changing as the organization responds to the increasing
px±ilic demand for a larger voice in the policy formation process.
While the process of change has not resulted in full public scrutiny of tiiG txiTibsir ina.na.ycniBnt poXicy, it is ira.pid.ly ruoviny in thist
direction.
Up to this point, what conclusions can we draw concerning
the regional objective by applying these criteria to the policy?
Essentially there are two points that can be stated: (1) the ob
jective falls within legal constraints, and (2) with a much greater
public awareness and participation in the policy review process.
9
U.S., Congress, Senate, A University View of the Forest Ser
vice, S. Doc. 91-115, 91st Cong., 1st sess., 1970, pp. 25 - 27.
3Richard Warren Behan, "Wilderness Decisions in Region 1,
U.S. Forest Service" (unpublished Ph.D dissertation, University of
California, Berkley, 1971).
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the policy emphasis and eventually the objective emphasis will be
adapted to meet regional and local needs.
Technological. — This criterion asks the question — is
there adequate technology to support the policy?

Let us apply this

criterion to the policy of seeking a more intensive level of timber
management.
The Regional Forester, Steve Yurich, recently commented, in
an interview with the Missoulian, that there was a problem with the
logging technology available in this region. He stated that:
The marginal areas which were identified will be in the allow
able cut but won't be in the programmed cut. ... we won't
be programming it until we have some technology which isn't^
being used in this region, but which can do the job safely.
Thus he recognized that the lack of available technology required a
modification of the policy of applying intensive management to all
commercial timber acreage.
But, what can this tell us about the underlying objective?
We know that the objective must be broad enough to permit some flexi
bility in the application of the policy.
Ecological and Environmental. — These criteria involve two
separate concepts:

(1) we must not disturb any ecosystem that is in

a critical zone, and we must not push any ecosystem into the critical
zone, and (2) if we are managing areas that are not in or near the
critical zone, we should adopt the policy that will provide the most
diversity on the site.

^The Sunday Missoulian, April 16, 1972, p. 34.
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The Forest Service has recognized the need to classify land
according to its capability.

They have developed a system of zon

ing^ which is based on an evaluation of the capabilities and charac
teristics of the land in terms of "elevation, slope, aspect, soil
type and depth, temperatures, precipitation, plant cover, accessi
bility, and past uses."®

Through the proper application of this

zoning technique, they should be able to identify lands that are in
or near a "critical zone," and modify the management of those areas.
The second criterion presents a somewhat more difficult
problem because the Forest Service has, in general, followed a
procedure of planting cutover areas in a monoculture.

However,

this does not mean that the area will remain a timber monoculture,
because of the probability of natural reseeding of additional spe
cies over time.
v*0 3.S ths ^usstion —
jv

dOwS tins spplicstion

of this criterion to the policy tell us about the regional objec
tives?

Our answer is quite similar to our previous conclusions in

that the objective must be broad enough to accomodate a consider
able amount of change or modification in the application of the po
licy.
Economic. — This criterion also involves two separate con-

U.S., Department of Agriculture, Forest Service, Forest Ser
vice Handbook, FSH 2109.21, Multiple-Use Management Guide (Washington,
D.C.: Government Printing Office, 1972), Chapter 400.
®U.S., Department of Agriculture, Forest Service, Northern
Region, Mandate for Management (Ogden, Utah: Armed Forces Printing
Service, 1957). n.p.
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cepts:

(1) policies must have an economic return on investment that

exceeds a predetermined minimimi established by cost-benefit analysis
and/or rate of return on investment, and (2) for policies that ex
ceed that minimiam, the overriding consideration will be for that po
licy which maximizes total human welfare rather than monetary re
turn.
We have identified Forest Service policy in this region as
the pursuit of a more intensive level of timber management in order
to market the maximiim allowable cut.

We have used, as an example

of this, four of the National Forests within this region and we
have seen the nature and scope of the timber management program
that they have developed to implement the Regional policy (see
Tables 1 and 2).

Let us now analyze these facts and figures in

order to determine the economic consequences of this policy.
TsIdIs 3 consoX2.cl3.t0s soin0 of "b}i0

firoin TsJdIgs 1 3.nd 2^

providing us with an overview of the timber management program that
the Forests have developed.

Reading down the table, one will come

to the figure - average expenditure/acre/year. The size of this fig
ure is very important because it can be equated directly to the
amount of long term capital investment that these forests are requir
ed to spend on reforestation in order to maintain the allowable cut.
It can also be used as a yardstick to measure the efficiency of the
different timber management programs. The next figure is important
because it shows that as the average site index or site quality de
creases, the ratio of expected receipts also decreases.

The next

TABLE 3
ANALYSIS 0;F ANNUAL MANAGEMENT PROGRAM^

Item

Flathead N. F.

Kootenai N. F.

Deerlodge N. F.

Helena N. F.

11,376

12,048

4,512

6,639

Value of Timber/Acre at Rotation
Age @ $20.00/MBF

$227.52

$240.96

$90.24

$132.78

Annual Program Cost

$969,339

$1,121,000

$9 79,000

$746,100

14,850

6,100

$65.93

$122.31

Average Volume (BF)/Acre

Average Annual Acreage Cut
(acres)

3.6:1

1—1
1—1
Hi

$67.53

1—1

$59.29

1—t

Ratio of Receipts/Ej^enditures
(per acre)

16,600

1—1
OC
or

Average Expenditure/Acre/Year

16,350

Program Cost/Acre Non-Reserved
Commercial Forest Land

$0.81

$0.67

$1.16

$1.07

Land Rent/Acre/Year'^

$1.65

$1.58

$0.24

$0.09

•^Source:

Adapted from Tables 1 and 2.

^Calculations based on Land Rent formula — Receipts - Expenditures
Rotation Age
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figure is important for exactly the opposite reason because it shows
that the Region has approved the investment of an increasing amount
of money/acre as the productivity of the land is decreasing.

The

final figure demonstrates the irony of the preceding comment be
cause it indicates that - without any compound interest calculations
the return that we can expect from that commercial timber land is
only $1.65/year on the better forest sites and .09 cents/year on
the poorer sites.
In Table 4 we have utilized the same procedure, except this
time we have added the estimated timber sale preparation and admin
istration costs to the annual program costs.

From that point on,

the calculations and results were exactly the same as in Table 3.
However, there are two points that require further discussion': (1)
The program cost/acre figure indicates that there is remarkably
little variance betv.'een the different forests despite the obvious
differences in site quality and productivity (see Table 1).

It al

most appears that the objective of this expenditure is to insure
that each forest receives the same amount of money on an invest
ment/acre basis.

(2) The land rent/acre/year figure indicates that

for the Helena National Forest it is costing us three cents an acre
every year to grow and harvest a commercial crop to timber on that
land!
Now, let us apply the economic criteria to these data.
The first criterion was that an investment policy must provide a
return equal to or greater than a predetermined target rate.

Duerr

TABLE 4
EFFECTS OF ADDITIONAL COSTS ON MANAGEMENT PROGRAM

Item

Value of Timber/Acres at Rotation
Age @ $20.00/MBF
Average Annual Cut (MBF)

Flathead N. F.

$227.52

Kootenai N. F.

$240.96

196,600

Deerlodge N. F.

$90.24

Helena N. F.

$132.78

237,200

67,000

42,500

Timber Sale Preparation and Adininistration Cost @ $2.00/MBF

$393,200

$474,400

$134,000

$85,000

Annual Program Cost

$969,339

$1,121,000

$979,000

$746,100

$1,362,539

$1,595,400

$1,113,000

$831,100

16,350

16,600

14,850

6,100

$83.33

$96.11

$74.95

$136.25

2.7:1

2.5:1

1.2:1

.97:1

Total
Average Annual Acreage Cut
Average Expenditure/Acre/Year
Ratio of Receipts/Esqsenditures
Program Cost/Acre Non-Regulated
Commercial Forest Land

$1.15

$0.95

$1.32

$1.19

Land Rent/Acre/Year

$1.41

$1.32

$0.15

-$0.03

•^Adapted from Tables 1, 2, and 3.
^Calculations based on Land Rent Formula

Eixpenditures
Rotation Age
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suggests that this target rate for public forestry organizations
should not be less than the interest rate on the National Debt.7
The current estimate for fiscal year 1973 for the interest rate on
the Gross National Debt is 5.28 percent.° As we have seen from
the data in Table 4, the average expenditure/acre/year range from
a low of $74.95 to a high of $136.25 for the different forests.
Table 5 shows the effects of compound interest on these values.

TABLE 5
COMPOUND INTEREST CALCULATIONS

Item

Deerlodge N. F.

Helena N. F.

Interest Rate

5.3%

5.3%

Rotation Age (years)

102

116

Average Expenditure/Acre/Year

$74.95

$136.25

Timber Value at Harvest

$14,536.70

$54,453.68

Average Volume (BF)/Acre

4,512

6,100

Timber Value/BF

Source:

$3.22

$8.93

U.S., Department of Agriculture, Forest Service,
Compound Interest Tables for Long-Term Planning
in Forestry, by Robert Marty and David J. Neeke,

7William A. Duerr, Fundamentals of Forest Economics (New York:
McGraw - Hill Book Co., 1960), p. 147.
Q

Executive Office of the President, Office of Management and
Budget, The U.S. Budget in Brief: FY 1973 (Washington, D.C.: Govern
ment Printing Office, 1972), pp. 68 & 81.
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Agriculture Handbook No. 311 CWashington, D.C.:
Government Printing Office, 1966), p. 13.
This table shows the amount that timber prices must increase
in order to justify this type of an investment in terms of our mini
mum economic criteria — the target rate of return.

However, there

is no basis, at this time, for assuming an increase in timber value
of that magnitude.

Shannon stated in a speech before the Inland

Empire Section of the Society of American Foresters that:
We see no signs of rapidly increasing tiinber prices in the
long run. Perhaps there may be some short run fluctuations
and perhaps some higher prices in the immediate future, but
no long term trends, . .
Given these facts, what conclusions can we make concerning
the application of these economic criteria to regional policy?
Basically, there is only one conclusion that we can draw — that
the policy does not and can not meet the minimum requirements of
our economic criteria.

Thus, Vv'e do not even have the opportunity

to apply the second of the economic criteria.
What then can this conclusion tell us about the underlying
Regional objectives?

The answer to this question is quite simple

and straight-forward — there are no economic constraints on the
regional objective.

Thus, the objective can be accomplished with

out any regard for the concept of economic analysis.
Social. — This criterion also involves two concepts:

^Opinion expressed by Richard F. Shannon in an address en
titled Remarks for the Inland Empire Section of the Society of Ameri
can Foresters at Spokane, Washington on March 5, 1971 for the Select
Committee of the University of Montana.

37

(1) the ideological concepts of individual freedom, equality, and
appropriate inclusion within the policy foimiation and review process,
and (2) the concept of maximizing the total welfare of the community.
We identified some of the factors involved in this criterion as:
(1) stabilizing the local economy, (2) reducing the level of unem
ployment, (3) improving the quality of life, and (4) developing an
inexpensive source of raw materials.
We have already discussed the first of these criteria, at
some length, under the "ptiblic interest" portion of the political
criterion.

We have seen the changes that the Forest Service has

implemented in the field of public involvement and participation
and, in general, their efforts are designed specifically to insure
the individual's rights, equality and inclusion in the policy forma
tion process.
j-iAj-o

j-ccf-io

v-to
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tion of this criterion — that of maxmizing the total social wel
fare.

We will begin this discussion at the national level.

The

Forest Service has developed a series of sxib-objectives in its tim
ber management program in order to supplement its primary objective.
Some of these are as follows:
One of the prime objectives of national forest management is
to develop an orderly program of timber sales designed to ob
tain the regular harvest of national forest timber at allow
able cutting rates . . .^0

l^Forest Service Manual, para. 2430.1, dated September
1971.
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Establish the allowable cutting rate which is the maximimi
amount of timber which may be cut from the National Forest
lands within the unit by years or other periods.
Adequate markets for timber are dependent on a progressive
and healthy forest products industry. In the long run, a
successful sales program is dependent on a market generat
ed by a healthy forest products industry.
Under some circumstances, the costs a timber purchaser must
incur to gain access to perfoann the logging in a manner
which will safeguard other uses make economic operations
marginal. The development program of the National Forests
to insure access and to improve timber quality is a major
means by which submarginal situations can be rectified.
The objective in Forest Service stumpage appraisals is to
establish fair market value. Fair market value or apprais
ed value as used by the Forest Service is aimed at a market
value which will interest sufficient purchasers to harvest
the allowable cut under multiple use and sustained yield
principles. In accomplishing this objective consideration
must be given to providing an adequate margin for profit
and risk which will be sufficient to maintain operations
over the long run and thus provide a stable market for
National Forest timber.
Provide, so far as feasible, an even flow of National Forsst tiitibsir in 03r<^s2r to f3.ci.3_it3.t0 tli© stBk)iliz3tion of
communities and opportunities for employment
Many of the thoughts in these siab-objectives are summarized by a
statement made in answer to the question — why should the Federal
Government lower its prices on timber after the market decline in
1969?

The answer was that "holding prices at very high levels would

^^Ibid.

para. 2410.1, dated March 1971.

^^Ibid.

para. 2430.2, dated September 1971.

^^Ibid.
^^Ibid.

para. 2420.2, dated March 1971.

l^ibid.

para. 2410.1, dated March 1971.
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conflict with one purpose of Forest Seirvice timber policy of pro
viding sufficient timber at reasonable prices to meet the needs of
the American people."^®
On the Regional level, we have already seen many of the ef
fects of these sub-objectives on the timber management program.

The

"Management Directions" pamphlet, developed by this region, states
that its first policy is to "provide optima timber production from
17
Forests within the Region ..."

In addition to this we have seen

that the present Regional Forester Steve Yurich is firmly committed
to a policy of applying a more intensive level of management to the
land.

His program to implement this policy, given increased fund

ing, includes; hiring up to 10,000 more people; the long term capi
tal investment in planting, precommercial thinning, and commercial
thinning in order to maintain the cut; and the promotion of stabi
lity v.'ithin the forest products industry.^®
These same attitudes and value structures are prevalent at
the forest level, as is evidenced by the following statements taken
from the Timber Management Plan for the Flathead National Forest.
Statistically speaking, the ultimate forest condition is
hard to imagine in relation to the present condition. Visually
the desired forest would approach the appearance of a well-

^%.S., Department of Agriculture, Forest Service, Forest Ser
vice Timber Appraisals, Critical Issues Series Report No. 4 (Washing
ton, D.C.: Government Printing Office, 1969), p. 9.
17U.S., Department of Agriculture, Forest Service, Northern
Region, Management Direction for the Northern Region, (Missoula, Mt.:
1969. Lithographed, 1969). p. 13.
1 Q

The Sunday Missoulian, p. 34.
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managed orchard,
The benefits of change to higher intensity spells out that
management does pay in providing:
a. Extra volume cut.
b. Extra dollars return:
1. To U.S. Treasury
2. To Counties
c. Extra jobs.
These extras should provide an incentive to industry and the
Forest Service to strive for more intensive management.^®
If you stop for a minute and think about the material just
presented, you will realize that there are several general themes
running through all of these statements.
tempting to:

The Forest Service is at

(1) stabilize the local economy by providing the maxi

mum, continuous, even supply of timber to the forest products indus
try, C2) reduce the rate of unemployment, (3) provide an inexpensive
source of raw materials to meet the needs of the nation.
You will note how closely these three propositions parallel
the second portion of our sociclx ^rxutz^nuii.

j-ii XdO'c, tnere is oniy

one element of that criteria that is not discussed in the above mat
erial, and it is -- improving the quality of life.

The Forest Ser

vice is aware of the increasing p\±>lic awareness and concern over
this aspect of the environment, and they are in the process of modi
fying their management programs to reflect this concern.

They are

making a major effort in:(1) developing a Service-wide multifunction
al program-planning-process — including public involvement, (2) de-

^^U.S., Department of Agriculture, Forest Service, Northern
Region, Flathead National Forest, Timber Management Plan Flathead Work
ing Circle (Kalispell, Mt.: Mimeographed, 1969), p. 19.
^°Ibid.

p. 39.
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veloping an inter-disciplinary approach to planning and management
that will require more experts of many kinds, and (3) studying ways
to reorganize National Forests to assure a multi-discipline team approach to resource management.21

In this manner they are attempting

to be more responsive to the need for improving the quality of life.
This completes our analysis of regional policy in terms of
the social criteria that we have developed.

As we have seen, this

policy conforms to all aspects of this criteria.

This leads us di

rectly to the question — what does this analysis tell us about the
underlying regional objective?

The regional objective must have as

its primary thrust, the social needs of this nation in terms of a
low cost supply of a renewable resource and the stabilization of the
community and the forest products industry, coupled with full em
ployment.
We have nov; completed the analysis of the Regional tiiriber
management policy and we have identified a series of five statements
concerning the objective underlying this policy.
marized as follows:

These can be sum

Legal-Political. — The objective must fall with

in legal constraints and will, due to the increasing piablic involve
ment in the policy formation process, reflect many of the regional
and local needs of the people. Technological and Ecological. — The
objective must be broad enough to allow flexibility in the applica
tion of the policy.

Economic. — The objective is not limited by eco-

01
U.S., Department of Agriculture, Forest Service, Timber
Management for a Quality Environment, Critical Issues Series Report
No. 5 (Washington, D.C.: Government Printing Office, 1971), pp. 6 - 7 .
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nomic constraints, but only by budgetary restrictions.
objective is concerned with:

Social. — The

(1) the stabilization of the local com

munities and the forest product industries, and (2) the production of
an increasing supply

of inexpensive renewable resources in order to

meet the needs of the people.
Let us now incorporate all of these ideas into one statement
of the objectives of this Region for its timber management program.
It can be stated as follows:

to develop the timber resources of this

Region, without economic constraints, in such a way as to stabilize
the local communities and forest product industries in order to pro
vide an expanding source of inexpensive renewable resources to meet
the needs of the people.
Given this as the objective and the policy that we have al
ready identified, we now have a sound basis for the evaluation of the
entire regional timber management program..

CHAPTER 4

CONSEQUENCES

Up to this point, we have examined the Forest Service's tim
ber management program at the national, regional and forest level.
We have discussed the national objectives and policies for this pro
gram.

We have identified the policy that Region 1 has developed to

implement the program and through an analysis of this policy, we
have been able to define the underlying regional objectives.

And,

we have taken a brief look at the regional program as it exists on
the ground at the Forest level.

This leads us then to the next

question — what are the consequences of this program?
Webster defines the term "consequence" as:

"a conclusion

that results from reason or argument; the rational process by which
effects follow cause.Given this as a definition, let us apply it
to the regional objective and policy and press it to the logical
conclusions.
One of the most important component parts of our definition
of the regional objectives is that it is free from economic constraints.
What exactly does that mean?

If we go back to our initial premise un

der the title economic criteria, we established that "any productive
ecomonic activity produces benefits in the form of goods and services

^Webster's Third New International Dictionary. 1969.
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and involves costs in the form of materials consiimed and the time of
productive factors diverted from other useful employment." 2

We also

established that "an activity should not be undertaken unless its
3
total benefits will exceed its total costs."
On the other hand, we have seen that, in most cases, the pro
position of growing timber in this region in such a manner as to com
ply with economic criteria, is marginal at best, and in at least one
case there is a negative return on dollars invested.

This means that

the timber management program is imposing costs on society as a whole
in order to obtain minimal economic benefits.
What then are the consequences of this situation?

The most

obvious answer is that the fundamental justification for the timber
management program in this Region is not on economic criteria.
This leads us to the question — if we can not justify this
of piToyrsin on econoniic grounds/
program?

is ths basis for xiavin^ tlic

In order to answer this, let us return to the four remain

ing criteria to see if they can provide us with any guidance.

The

technological criteria does not provide the basis for this program
because, as we have seen, there is very little advanced timber har
vest technology available in this region.
logical criteria do

The environmental and eco

not help either, because it is primarily de

signed as a series of minimiam conditions to be met in order to mini-

^Albert C. Worrell, Principles of Forest Policy (New York:
McGraw - Hill Book Co., 1970), p. 42.
^Ibid.
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mize damage to the resource. It is not, at this time, the primary
objective of management.

The legal-political criteria does not pro

vide us with the necessary basis for justifying the program because:
(1) it certainly falls within the legal constraints, and (2) the For
est Service, historically, has not involved itself in the political
realm.

This second point is probably true because:

The standards of Congress has used to delegate authority
over the forests is so general, so sweeping, and so vague as
to represent a turnover of virtually all authority. . . .
Most significantly. Congress has told the Forest Service to
"best meet the needs of the American people" but has left it
entirely up to the service to determine what those needs
are.4
Thus, there was no reason for the Forest Service to become involved
in politics, or even in "public involvement" since they already had
as broad a mandate as is possible from Congress.
This brings us to the final criterion — Social.

By the sim

ple process of elimination, we have seen that the other criteria are
either not appropriate or not applicable under the existing conditions,
so the social aspects of the timber management program must carry the
burden of justifying the entire program.
er detail.

Let us examine this in great

The Forest Service has established as one of its national

objectives, the production of a large voliime of low cost timber to
meet the needs of the people.^

We have seen that the regional objec

tive and policy does place heavy emphasis on marketing the largest pos-

CA:

^Charles A. Reich, Bureaucracy and the Forests (Santa Barbara,
Center for the Study of Democratic Institutions, 1962), p. 3.

^U.S., Department of Agriculture, Forest Service, Forest Ser
vice Timber Appraisals, Critical Issues Series Report No. 4 (Washing
ton, D.C.: Government Printing Office, 1969), p. 9.
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sible allowable cut.

Another objective that goes hand in hand with

the last is the stabilization of the forest industry.

By marketing

the largest possible allowable cut, this Region is attempting to
stabilize the industry by insuring a constant supply of timber.

The

next item in our chain of events is the objective of stabilizing the
communities and the employment situation.

Here again, this is ac

complished, as much as is possible by promoting a stable and growing
forest products industry.
The conclusion that we can draw from this is that the timber
management program does meet the majority of the aspects of the social
criteria and that it can only be justified by using social criteria.
Therefore, the underlying objective of this Region is social, and
since that is its only justification, it is essentially a social pro
gram.
Let us stop for a minute and reflect on the impact of this
statement.

If this is primarily a social program, and from the data

presented herein there is little reason to doi±it it, then it must be
evaluated witfi all other social programs of the government. The cri
teria to be used in this case are the efficiency and effectiveness of
the timber management program in accomplishing the overall social wel
fare objectives of the government.

The question at hand has now been

enlarged to include in its evaluation other social programs i.e., un
employment compensation, welfare program, aid to small business pro
gram, as well as the timber management program.
You will note that once we left the realm of economic criteria
as our primary means for justifying the program, we have imposed a
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social cost on society, and thus we have entered the area of legisla
tive responsibility.

The Public Land Law Review Coininission conunented

on this when they stated that:
Deviation from fair-value return pricing objectives and
equal treatment of all classes of users should be allowed
only when explicitly authorized by statute. We believe the
principles and guidelines offered above should, in the ab
sence of statutory exception, be used by administrators in
pricing public land goods and services. We have elsewhere
in this report, recommended deviations from these standards
in some cases. However, such exceptions may involve the
attainment of social and economic objectives unrelated to
public land administration and must be carefully enunciated.
The value judgements inherent in such deviations must be
arrived at through the legislative process.®
It is not within the scope of this paper to follow the timber
management program through its legislative evaluation, along with all
of the other social programs of the government. Suffice it to say
that, if the timber management program is approved by legislative ac
tion, as an appropriate method

of accomplishing the national goals,

then there is one more extremely important aspect of this program
that must be discussed. If we have defined the regional objective as
social, because this was the only method of justifying the program,
then it follows that our policy must be oriented to meet those social
objectives and the primary criterion for evaluating the program must
be social. It is very important that we all understand this point be
cause it will directly affect nearly all of our activities in rela
tion to the accomplishment of the timber management program.
ample may clarify this point.

An ex

Suppose that you are the Ranger on a

^Public Land Law Review Commission, One Third of the Nation's
Land (Washington, D.C.: Government Printing Office, 1970), p. 288.
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large timber producing district, in Region 1.

One of your duties, in

order to implement the regional objective of intensifying the level
of timber management, is to perform brush disposal and site preparation.
If you attempt to apply economic criteria to this social program, then
you would look for the method that would produce the greatest output
at the least cost. In this case, you may hire four D-7 Cat's to per
form the work.

However, if you apply the proper criteria to this so

cial program — social criteria — then you may hire instead a crew of
ten men to perform the job.

This procedure may cost more, but its pri

mary benefits would be measured in social terms, i.e. reduction of un
employment and a redistribution of income.
From this discussion you can see the importance of having a
clear understanding of your objective, developing the proper implement
ing policies and then applying the appropriate criteria for evaluation.
If any one of these is based on implicitly held assuinptions, then the
entire program will suffer to the extent that this assumption is cri
tical to the operation.
This whole matter of explicitly stated assumptions and the use
of exact terminology is necessary if the program is to be understood by
the employees and by the general public.
good example of this problem.

We have already discussed a

We cited the Society of American Forest

ers definition of intensive forestry.

That definition is important

enough to deserve repetition here.
Intensive Forestry — The practice of forestry so as to ob
tain a high level of voliame and quality of outturn per unit
of area, through the application of the best techniques of
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silviculture and management.

As can be easily seen, this definition includes all forestry operations
where several management practices are applied to the land, regardless
of the economic return on investment.

Thus, the most profitable West

Coast logging operation is classed with the extremely e^ensive manage
ment practices on the Helena National Forest.

Shannon discussed this

problem and suggested that the solution lies in the fact that it is im
plicit in the term intensive forestry, that economic considerations are
part of every decision.
economic concept.

He stated that:

"Intensive management is an

It usually means the adjustment of production imputs

in an effort to maximize the total output per unit of the imput of the
O
factor in limited supply."
Given this redefining of the term, it obviously does not fit
the regional policy of applying more intensive practices but without
economic constraints.

The solution lies in developing an additional

term that will define exactly the type of social program that this Re
gion is attempting to accomplish.

I propose the term "social forestry."

This term would be defined as the practice of forestiry so as to ob
tain a high level of volume and quality of output per unit of area,
without any economic constraints, through the best application of the
techniques of silviculture and management.
7F. C. Ford-Robertson, ed., Terminology of Forest Science, Tech
nology, Practice and Products (Washington, D.C.: Society of American
Foresters, 1970), p. 143.
Q

Opinion expressed by Richard E. Shannon in an address entitled
Remarks for the Inland Empire Section of the Society of American Fores
ters at Spokane, Washington on March 5, 1971 for the Select Committee
of the University of Montana.
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The use of the term social forestry, when applied to the ob
jective and policy of this region would serve two purposes:

(1) it

would inform the general pT±>lic of the exact nature of the timber
management program, and (2) it would be a constant reminder to the
professional of the objective of the program and the criteria that
should be used to judge its success.

CHAPTER 5

CONCLUSIONS

We began this paper by discussing the important position that
objectives play in the policy'-formation process.

The objectives must

be stated as clearly and explicitly as is possible because they serve
as the foundation of every program.

To the extent that the objectives

are obscure, the foundation is weakened.
We applied this concept to the Forest Service's timber manage
ment program.

At the national level we were able to identify both

their objectives and policies for this program.

But in Region 1, we

found that neither the objectives nor the policy for this program are
pijblished.

Conclusion:

Because the Regional objective and policy of

the timber management program are not clearly and explicitly defined,
the entire program is based on an extremely weak foundation.
We then looked at economic criteria and discussed the type
that is applicable to forestry practices.

We found that long tern

capital investments made by p\±)lic forestiiy organizations should be
able to return, as a minimum, a compound interest rate equivalent to
that paid on the national debt.

This criterion was applied to the

timber management programs of four of the National Forests in this Re
gion.

We found that, even without the application of compound inter

est, the programs on these Forests could provide only a minimal re
turn on invested dollars.

In fact, on one Forest, there was a nega
51
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tive ret\irn on invested dollars.
icy

Conclusion:

The Forest Service pol

of making "long term capital investments" in this Region, for

the purpose of expanding timber production can not be justified in
terms of economic criteria.
We then analyzed the timber management program in terms of
the remaining criteria to determine what justification can be used
for this program.

We found that neither the technological, ecologi

cal, nor the legal-political criteria provided us with any defini
tive basis for justifying the program.

However, we did find that the

application of the Regional policy did result in activities that most
closely fit our social criteria.

Conclusion:

Since the primary jus

tification for this program is on social grounds, the policy and
therefore the objective must be primarily social.
We have established that the function of criteria is that
they are to be used to evaluate a policy m terms of xts orxymal ob
jective.

If the objective is to implement a program primarily for

social reasons, then the appropriate criteria to evaluate the pro
gram must be social. Conclusion:

Since this Region's timber manage

ment program is based primarily on social objectives it should be
evaluated primarily with social criteria.
In the development of this paper, we have described a type of
forestry practice that is different from that envisioned by the au
thors of the term "intensive forestry".

In order to differentiate

this type of forestry from intensive forestry practiced within eco
nomic constraints, we have proposed the introduction of the term
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"social forestry."

Conclusion:

Since this Region is not applying eco

nomic constraints on its timber management decisions, the practice of
forestjry in this Region should be redefined as "social forestry".
In summary, this Region is practicing social forestry through
its timber management program for the purposes of stabilizing and im
proving the total welfare of the regional population, and of meeting
this nation's needs for renewable resources.
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